Table of Contents
Boxes
Boxes, figures and tables
Likely impacts of global warming and required investments This planning process has received considerable national and international attention for two reasons. First, that the planning will determine the sustainability of development potential of the most climate vulnerable country. Second, that Bangladesh is linked to and plays a vital role in international climate change diplomacy and politics.
List of Acronyms
The process and content of post 2007 plans are considerably different in nature and scope from previous climate change related initiatives such as National Adaptation Plan of Action (NAPA) that was formulated under the UN Framework Convention on Climate Change (UNFCCC) in 2005. While NAPA considered only urgent and immediate priorities for adaptation, the BCCSAP is more comprehensive and focused on medium and long-term actions through pillars which mirrored the areas set out in UNFCCC negotiations under the Bali Roadmap i.e. adaptation, mitigation, technology transfer and financing. This significant shift in planning was influenced by transformations in ideas, knowledge, actors and incentives in the post NAPA years which generated a domestic political economy. These include:
i. increase in political commitment for climate change ii. rise of new ideas and knowledge on and their contestation in tackling climate change iii. emergence of new climate change actors joining with established environmentalists and their interplay in the decision making iv. influence of international climate change politics over national processes v. evolving estimation of huge sum of resources required to make the country resilient vi. increasing perception of huge inflow of funds as an incentive for change coupled with frustration over reality of too little.
The study explores the interplay between actors in the space that opened up for climate change planning in Bangladesh. This also examines relative importance of ideology and power configuration between actors in generating and deciding over the ideas for this planning. Finally this looks into how internationally defined ideas influence and gets translated in national planning.
As part of an international project led by Institute of Development Studies to understand change processes required for delivery of climate resilient and low carbon development this case study illustrates how a significant change process of a transnational problem depends on the interplay of actors, their ideas and power relations in a particular political circumstance influenced by international climate governance, initiatives, and actors. This shows the strength and weakness of Bangladesh"s planning process especially in understanding whether existing power relations, interests and ideology of different actors can explain why some ideas win and some do not. The study findings are not only beneficial for Bangladeshi policy makers, researchers and public but also other climate vulnerable countries pursuing similar planning process.
Methodology and concepts

Concepts and definitions
Climate change has moved to the centre stage of public concern in a remarkable way and in a very short space of time (Giddens 2008) , while growing policy and practices focus on development processes that are resilient to the impacts of climate change and can contribute to a low carbon global future. There is a reasonable understanding about the objectives of climate resilient and low carbon development; the change processes required for their delivery are less well understood. The study assumes that the changes processes are triggered by international politics of climate change (Dessler and Parsons, 2006; Luterbacher & Sprinz, 2001) , the need for new global institutions (Yamin & Depledge, 2004) and the business strategy of global corporate actors (Levy & Kolk, 2002) . Likelihood of significant resource inflow to national level influences institutional landscape, knowledge and ideas which eventually opened up space for debate and interplay of actors in shaping kind of policy and practices required for a climate resilient development. The study further assumed that due to transnational nature of the problem global politics of climate change would significantly influences the national policy and practices.
Public Policy making and national planning have distinct meaning in academic tradition especially in public policy studies. This study, however, adopted the planning process similar to public policy making, which can broadly be defined as: i). setting the agenda; ii). specification of alternatives from which a choice is to be made; iii). an authoritative choice among these specific alternatives; and iv). implementation of decision (Kingdon 2003) . Both planning and policy making follow a similar path i.e. conceptualisation, negotiation and implementation, that Kingdon in his book Agenda, Alternatives and Public Policy further describes how separate steams of problem, solutions and politics converge to move an issue into the public policy agenda towards potential government action. While Kingdon"s theoretical model provides useful analogy for analysing public policy or planning into a political context, studies (Sifayet 2008) which identify their shortcoming, examine policies in non-western countries where international actors and policies play a significant role in domestic policy making.
IDS"s initial scoping study underscored that the political economic approach is essential to understand this complex and dynamic change processes at national level. Taking a political economy approach will improve understanding of the complexity of decision making and policy processes on climate change, differences in governance and planning systems, the power relations mediating competing claims over resources, and the wider enabling environment for adoption of technology. These political dimensions of international development has been increasingly recognised through the growing number of donor approaches to political economy (c.f. DFID, SIDA, World Bank, EC) designed to better understand the governance challenges in countries, sectors, and programs (Marquette & Scott, 2005) . DFID"s recent guidance on political economy analysis recognised the need to understand the impact of regional or global drivers on domestic change processes given the increasingly interdependent nature of current global system (DFID 2009).
The study used following key definitions:
Actors: An actor refers to a person, group, organization, or system who played a role, influence and being influenced (by the plans) in the climate change planning.
Ideology:
The study adopted a neutral conception of ideology as described in the International Encyclopaedia of Social and Behavioural Science that refers to it as "a discrete belief system which animates social and political action". The study finds five dominant ideologies which are described later. Power and power configuration: In terms of power configurations between actors, the study sought to understand the formal and informal power relations and structures. The analysis of actors, interest groups and structures will ideally show where real power in a society lies, how power is distributed and possible conflicts of interests. It may also point to what kind of power is being exercised and how it is understood and perceived.
Methodology
The study is conducted in two phases. The inception phase conducted in September and October 2010 in which the study questions have been formulated, literature review done, and key actors mapped out. The second phase involved extensive detailed interviews and literature reviews.
The study is based on 60 detailed interviews with the key actors concerned in the Bangladesh climate change planning process. At least one quarter of these actors were involved in the BCCSAP formulation, including key government officials, experts, and staff of donor agencies. The research team interviewed other key players including campaigners, academics, politicians, civil society members and researchers engaged in the debate and discussions that shaped the wider context. The research team provided all interviewees the guarantee of anonymity. These interviews were combined with a review of formal and informal documents, including government notifications, meeting minutes, formal publications, newspaper clippings and press releases.
Structure of the report
The first part of the report provides a brief description of the introduction to the research, and the methodology followed. The second section gives the readers sufficient background information about climate vulnerabilities of Bangladesh with a historical overview of the institutional response up to the end of 2009. In addition, this briefly introduces general planning and policy making process in Bangladesh in relation to climate change planning. The third part gives an account of post-Sidr planning related to climate change in Bangladesh. The fourth part gives the actors and the ideologies in climate change planning identified through the study. The fifth section mapped out contested ideas. The sixth part gives the study"s analysis of power relations between actors in post-Sidr climate change planning. The final part discusses the reflections of the study team about the implications of the study findings on the future of climate change planning and its implementation. Plenty of studies ii conducted over last two decades indicated serious threats of climate change on Bangladesh"s human security. In summary, the country is on top of the list of the countries with high disaster mortality rate in the world (UNDP Vulnerability Index). More than half a million people have died between 1970 and 2005 in 171 disaster events (Alam 2010) . While the average number of people killed and affected by disasters has fallen in long run, this figure still remains more than 50 million for every five years from 1986 to 2007 (Alam 2009) . Disaster also poses serious threat to the country"s effort to alleviate poverty and achieving MDGs. While disasters affect all parts of material, social and spiritual aspects of life, damage in housing is a regular feature affecting households" economy and wellbeing. Since 1970, the country lost an average 0.3 million houses fully and 0.5 million partially per year as a result of flood and cyclone (Alam 2010) . While the country is cited widely for its effort in increasing primary education situation, since the devastating cyclone of 1970, an estimated average of 900 education institutions are completely damaged each year by cyclone, flood and river erosion (Alam 2009) . The country has spent more than US$ 10 billion to manage disaster since independence in 1971. The following table presents a summary of major climatic risk presented in BCCSAP. 
Discourse and political commitment
In Bangladesh over the last ten years, international climate change discourse has been largely translated, advanced and shaped through a number of shifts. First, this started with a sceptical view of it as "another international agenda" to a broad based development concern with high political attention in recent years. Second, although the issue has been raised and nurtured by the environmental circle the discourse continues to be shifted as a development issue and should be dealt with through regular development planning process in which both climatic and non-climatic issues should be addressed.
Third, this can be characterized as a justice discourse based on the principle of compensation, right to access funding, equity and the national control over adaptation resources. This discourse is largely shaped by the campaign groups, media, NGO and the current ruling government. Two important discourses shaped this agenda: (i) national government should decide how they are going to plan and spend adaptation resources; (ii) people"s vulnerability to climate change is constructed by socioeconomic inequity which should be addressed as part of the adaptation process. But the policy agenda of the campaigning groups covered wider context of equity which called on the Northern countries to compensate the loss caused by the climate crisis.
Climate change is beginning to play "an important role" in domestic politics which arguably started in 2009 with a press conference by the main opposition party, Bangladesh Nationalist Party (BNP), stating that Bangladesh failed to reflect its national interest as a least developed country (LDC) in COP15. There have been several responses from the ruling party, Awami League (AL), including the Prime Minister herself who mentioned climate change negotiation in COP15 as major achievement in a speech.
Political and governance structure with reference to special political circumstances in 2006-2008
Bangladesh is a country with multi-party parliamentary system in which the Prime Minister heads the government. The cabinet is composed of ministers selected by the prime minister and appointed by the president. Ministry is a self-contained administrative unit responsible for the conduct of business of the Government in a distinct and specified sphere. The minister is responsible for policy matters concerning his ministry and for implementation thereof. He is also responsible for conducting the business of his ministry in the Parliament. The Secretary is the official head of the Ministry. He is responsible for the administration and discipline and for the proper conduct of the assigned business. He is also the principal accounting officer of the ministry, its attached departments and sub-ordinate offices. He keeps the minister in charge informed of the working of the Ministry (Aminuzzaman 2002) .
Bangladesh has a unique system of transfer of power at the end of the tenure of each government. In this system the legislature elects the president every five years to control the transition to a new government. The President has limited powers that are substantially expanded during the tenure of a caretaker government, to create an environment in which an election can be held in a free and fair manner without any political influence of the outgoing government.
In October 2006, as the election was nearing, the political tension and chaos intensified between the political parties. In the wake of the chaos, series of protests, and dysfunctional system on 11 January 2007, President Iajuddin relinquished the post of Chief Adviser followed by imposition of state of emergency, curtailing political activities, media coverage and popular gatherings. The Caretaker Government has established itself as an exceptional caretaker government because it transformed itself into an interim government and sought to go beyond the constitutionally restricted role of organizing free and fair elections. It has not only extended its life span period and holding election on 29 December 2008, after more than 23 months of Chief Adviser"s appointment, it has also functioned largely as an interim government taking key decisions concerning the domestic, military, economic, and foreign policies of the country. The substantial part of post Sidr climate change planning was formulated during this period of time.
Administrative structure related to climate change 2.4.1 Ministry of Environment and Forests (MoEF)
This is the focal ministry for maintaining direct coordination with the UNFCCC and its related activities at global and national levels. The MoEF has several agencies and institutional mechanisms to implement its mandate of environmental and natural resource management including climate change that include:
Department of Environment (DoE) 
Economic Relations Division (ERD)
ERD under the Ministry of Finance is one of the important Divisions of the GoB which mobilizes external resources for socio-economic development of the country. ERD leads as the focal point of the Government for interfacing with the development partners as well as for co-ordination of all external assistance inflows into the country. It assesses the needs of external assistance, devises strategy for negotiations and mobilizes foreign assistance, formalizes and enables aid mobilization through signing of loans and grant agreements, determines and executes external economic policy. (Source: http://www.erd.gov.bd/index.php)
Normally, requests for financing projects are made by implementing agencies to the donor agencies through ERD. Sometimes donor agencies which are willing to assist a project approach ERD. The ERD headed by a secretary is responsible for aid negotiation and programming. It was separated from the Planning Commission in 1978 and given the status of a Division of the Ministry of Finance with powers to decide development priorities and negotiate foreign aid programmes with donor countries. In August 1990, the Bangladesh government made an important change in the approval procedures of different projects to make them consistent with the principles of sound project management. Previously, the Planning Commission was primarily responsible for scrutiny and approval of development projects. Under the current arrangement, administrative ministries and executing agencies are responsible for examining a project before it is finally approved by the Executive Committee of the National Economic Council (ECNEC). After the approval of the projects, the relevant department or agency appoints a project director with the prior consent of the administrative ministry.
Planning Commission
The commission is the central planning body of Bangladesh. It is a body of professionals and sector specialists engaged in the formulation of macro as well as micro economic plans and policies of the government.
Through the formulation of the five-year Plans and the Annual Development Plans, the Planning Commission in effect translates the ideas, aspirations and the commitment of the party in power. The Planning Commission is entrusted with functions of preparing national plans and programmes according to the directives of the National Economic Council (NEC).
The Commission, through multi-sectoral input-output models, makes macro economic projections and sets output targets for the sectoral activity at different time frames such as long term perspective plans like Five Year Plans and Two Year Plans etc. Although responsibilities from planning to execution are shared between the administrative ministries and planning commission the planning process starts with the mapping of economic trends and identification of alternative possibilities by the Commission, leading to formulation of the technical framework of a plan. Ministries and agencies participate indirectly in these technical works as source of information. Planning Commission launches detailed economic, financial and technical appraisal of projects and mobilizes resources for their implementation in consultation with the Finance Division and the ERD.
General policy and strategy making process in Bangladesh
As per the clause of the Rules of Business 1996 clause 4 (ii) "no important policy decision shall be taken except with the approval of the cabinet". Cabinet is the ultimate authority of approving a policy. There are inadequate debate on policy and legislation in Parliament. Many important matters including the FiveYear Plan are not discussed in the Parliament at all (Aminuzzaman, 2000) . Most policy is formulated in the ministry level are not even announced in the parliament, so it is not surprising that such policies have little public understanding and are often implemented half-heartedly (Aminuzzaman, 2000) .
For example, the policy on Chittagong Hill Tracts Accord was made by a handful of senior Awami League and tribal leaders with little or no actual consultation with the party, or in the parliament, or the public in general that denotes the elite domination in the process.
Flood Action Plan is an example of how supposed beneficiaries of flood control in Bangladesh -the country's poor majority -have been virtually excluded from the decision-making process. The World Bank (1989b, pp. 7-8) concedes that past embankment projects have been undermined by deliberate cutting of embankments by disgruntled farmers and fishermen, and hence calls for "closer involvement of the beneficiaries" and "more cooperation among farmers". It provides no inkling, however, of how these are to be achieved in a context of military based rule and a highly inequitable land ownership pattern.
(Boyce 1990).
Health policy, for example, is shaped not only by certain acts but also by a stream of administrative rules and decisions interpreting, elaborating, and applying the act to particular situations (Aminuzzaman 2002) . A study on health policy formulation shows that donors and bureaucrats are the dominant forces in health policy making; this causes lack of representation of people for whom the policy is nominally made (Osman 2004) .
Over the last four decades, Bangladesh has created a space for pluralistic institutions to function and take active role in influencing the policies in Bangladesh. Besides having government, political organizations, business community, and donors to take part in the policy making process, another type of institutionNGOs -evolved and established themselves as a prominent actor influencing the policy implementation. Bangladesh"s slow transition from using interventionist approach towards adopting neoliberal approach has created scopes for civil society to form NGOs and actively participate in the development process. In this whole process a network of elite having access to all different kinds of institutions have gradually constellated and made these institutions to function based on trust and mutual dependency.
In summary, the two decades of policy making suggests the following trends:
Most polices are driven by expert and bureaucrats following a top-down process. While participation of stakeholders increased, quality of participation of poor people remained weak.
Often policy agendas are set through external requirement as oppose to domestic demand that created limited ownership by the society at large. Externally driven process created limited political ownership and often created parallel process to already existing planning process. Participation of political parties and debate in the parliament on major policy issues remained weak.
Shifting institutional landscape in climate change
Over the last 10 years, there has been significant change in the institutional landscape in Bangladesh is centred on and around climate change. Newer institutions within government, political system iii and nongovernment research, academic, NGOs, network and campaign have been established. Policies of the major bilateral and multilateral donors went through a shift to include climate change concern into their development assistance. Climate change moved from a peripheral issue to a central issue to the discussion and action of donor agencies although the change process was not generated from the country but by the changes in international policy of the donors.
Invested in studies to understand climate change implication (for internal purpose) as well as influence broader policy initiatives. Some donors such as DFID and Danida commissioned screening of their programme portfolio. The World Bank and Asian Development Bank included climate change in their lending portfolio and country assistance strategy.
Key historical milestone of climate change in Bangladesh
There is no exclusive national policy that deals with the climate change in Bangladesh. Prior to BCCSAP formulation, GoB formulated a number of national and sectoral strategies and action plans: i). national water management plan, ii) national biodiversity strategy and action plan for Bangladesh; and iii) national environmental management plan including climate viabilities.
Bangladesh produced NAPA in 2005 as a requirement of UNFCCC. The document set out 15 urgent and immediate priorities only for climate change adaptation. The document was produced through a project led by a steering committee, headed by MoEF and members of other key ministries. The process involved selected vulnerable communities while conducted consultation in the capital and other divisional cities. However, the document has been seen as external requirement thus did not receive sufficient political attention and include into national planning process. A detailed list of climate change milestones is attached in Annex-1.
International drivers in the planning
The international climate change governance in 2007 and 2008 had an influence over post-Sidr planning in Bangladesh. COP13 in 2007 created a sharp divide between developed and developing countries about the financing mechanism; whether it should be bilateral or/and multilateral through existing mechanism of UNFCCC. The developed countries preferred bilateral mechanism through existing financial institutions (Shamsuddoha 2008) while developed countries voiced concern about bureaucracy of such mechanism. The COP13 also decided, for the first time, mitigation for the developing countries under long-term cooperative action together with adaptation supported by financing, capacity building and technology, which should be in a measurable, reportable and verifiable manner (Bali Action Plan 2007).
Meanwhile the "the Finance Minister"s meeting" of the G8 countries, held in Osaka in June 2008, agreed to the "G8 Action Plan for Climate Change to Enhance the Engagement of Private and Public Financial Institutions". They also supported the launch of new Climate Investment Funds (CIFs) by the World Bank, which will complement existing bilateral and multilateral efforts, until a post-2012 framework under the UNFCCC is implemented (Shamsuddoha 2008) . The financing will be in the form of credit enhancement and risk management tools, such as loans, grants, equity stakes, guarantees and other support mobilized through donor contributions to the respective trust funds, which will be implemented in collaboration with the regional development banks (RDBs). ( The objective of the BCCSAP is to integrate climate change constraints and opportunities into the overall plan and programmes involving all sectors and processes for economic and social development. The document is prepared for only 10 years (2009) (2010) (2011) (2012) (2013) (2014) (2015) (2016) (2017) (2018) and estimated US$ 5bn for first five years for the implementation of selected adaptation activities. The document selected 28 cost effective priority programmes to be implemented in first five years (BCCSAP 2009) . The document pursues an action plan with six following pillars:
Putting the post Sidr planning into the context
i. food security, social protection and health, ii. comprehensive disaster management, iii. infrastructure development, iv. research and knowledge management, v. mitigation and low carbon development, vi. capacity building and institutional development.
Putting finance and technology as means to achive adaptation and mitigation the documented adopted a broad principle that "present day climate change is the result mainly of historical Green house gas emission by the western and other indisytrialised countries and finance has to come from them". Thus the document adopted a principle for adaptation funds that should be "purely grant basis".
Funds and funding mechanism
Post Sidr planning includes two funds and funding mechanisms.
Climate Change Trust Fund (CCTF)
The CCTF is the Government"s own trust fund generated from the national budget. The fund of Tk. 300 crores was initially declared by the Interim government in 2008 that was later increased to Tk. 700 crores (USD100m) by the AL government. In early 2009, the Climate Change Trust Fund Policy was approved by the cabinet, and in May 2010, the Climate Change Trust Fund Act 2010 was passed to back-up the fund.
The MoEF formed three committees to facilitate the implementation of the fund; and established: (i) Interministerial Climate Change Steering Committee, (ii) Climate Change Technical Committee and (iii) the Trust Fund Board.
The MoEF called for proposals in November 2009 from GoB institutions and national NGOs to be funded by the CCTF. By January 2010, several projects were chosen; 17 were from government bodies and institutions and 7 by NGOs. Of the total amount of the fund, 66% is allowed to be spent on activities and the remaining amount, 34%, will be invested. This is according to the name of the Bangladesh Climate Change Trust Fund; the word "Trust" was specifically included for the purpose of keeping a certain amount of the annual allocation made in the budget towards the Fund for "investment".
Bangladesh Climate Resilience Fund (BCCRF)
Until recently the BCRF was called the Multi-Donor Trust Fund (MDTF). The origin of the MDTF was in the latter half of 2008 when the UK government pledged a grant amounting to 75 million GBP over the next five years to implement BCCSAP.
GoB singed communiqué with the UK in 2008 putting forward 2005 Paris Declaration on Aid
Effectiveness through which UK support would be disbursed. Since UK"s aid policy does not allow direct transfer to GoB"s account, the MDTF was pursued as an alternative mechanism. Since creation of new institutions takes time, according to DFID, the WB came into the picture as a fund manager. Since then, the WB"s role in the MDTF created significant national and international campaign and dispute between GoB and donors.
At the end of 2010, the utilisation of funds held in MDTF did not start while the final mechanism for the management and governance await approval from the Prime Minister of GoB. Until end of 2010, the EU, Sweden, Denmark and DFID joined in BCCRF.
Implementation mechanism
BCCSAP establishes an organisational chart for coordination and facilitation of national actions on climate change: i. National environment committee, headed by the prime minister that is responsible for strategic guidance and oversight. ii. National steering committee on climate change, headed by Minister of Environment and Forest, responsible for overall coordination and facilitation. iii. Climate Change Unit, housed in MoEF, responsible for coordination and management. iv. Climate change focal points in all ministries, reasonable for planning and implementing activities within their remit.
The government set up a Climate Change Unit in MoEF along with focal points in several ministries for coordination of all climate change activities (Bangladesh Development Forum Meeting 15-16 February 2010). (DFID pers. com 2010) . A staff member of the Climate Change Cell was assigned to design the programming aspect (CCC pers. Com 2010) while the Economic Relations Division (ERD) of the GoB was asked to produce a financing mechanism for implementation of the BCCSAP. A document was produced to be shared with stakeholders by March 2008. The MoEF and a few influential climate change experts not involved in this process questioned whether the DoE had the "mandate" and "capacity to formulate a strategy of a multi-sectoral nature". MoEF then assigned a group of experts to formulate the Strategy (DFID and DoE pers. Com 2010).
Process of the BCCSAP planning
Phase two
This is the core BCCSAP formulation process, which began in March 2008 and marked the launch of the first version of the BCCSAP in London at the "UK-Bangladesh Climate Conference" in September 2008. The key character of this phase was the involvement of a broader range of stakeholders. GoB announced an allocation of Taka 300 crore (USD 100 million) per annum from the national budget to implement the BCCSAP. UK"s pledge of GBP 75 million over five years came together with the idea of a World Bank (WB) led MDTF to govern, manage and mobilize the finance.
This phase saw a growth in debates and campaigns nationally and internationally over the process and content of BCCSAP, as well as the increasing involvement of the WB in the MDTF.
The final phase
This phase began when the AL led coalition government took notice to and engaged in the debate over the BCCSAP and MDTF in the beginning of 2009. The government set up a ministerial committee led by the Planning Minister to redevelop the BCCSAP (GoB 2009 b) which highlighted key gaps in the document. The Cabinet put together a review committee comprised two previous members involved in phase two and a few new experts vi . The committee recommended a draft BCCSAP in August which the cabinet approved and renamed as the BCCSAP 2009 in October. Meanwhile, the proposed role of the WB in the MDTF governance and management sharply divided the actors and created a dispute between GoB and donors, most notably the EU and DFID. The centre of the dispute was on the management of the MDTF. While GoB states that it had capacity to manage fund and donors insisted for WB to manage the fund that they thought would help mobilising more funds. This dispute was later declared to be resolved in the Bangladesh Development Forum (BDF) meeting in 2010 vii . 
Part 4: Actors and their ideology in post Sidr planning
Actors in the BCCSAP
A range of groups were involved in the different phases of the BCCSAP formulation process and subsequent debates.
Political parties
The participation of the political parties in climate change issues remained almost nonexistent at the beginning of the BCCSAP formulation process, with no visible party positions expressed viii . This was partly because of the state of emergency that set a limit to political activities and partly because they were not invited in various formal consultations workshops organised for the BCCSAP. The leading role of political party-only the ruling party in the process began in the phase three discussed in earlier section.
Like regular policy making process in normal (contrast to state of emergency) circumstance, role of opposition political parties were negligible in the BCCSAP building process in phase three. Professor Rehman Sobhan explains this as a pattern -"power configuration in Bangladesh is such that opposition political parties often fail to influence the policies in Bangladesh" (Sobhan 2007 No significant change in the distribution of actions but additional programmes including planned migration, investment in women"s capacity building, and river dredging. major political debate raised by the political parties in all phases and climate change is still at the periphery of the domestic politics. While the main opposition party, Bangladesh Nationalist Party (BNP), was less visible in pursuing agenda or alternatives, some of the key party leaders expressed their opinion on BCCSAP in the press and seminars organised by civil society groups, even in the state of emergency. This was perhaps due to limited party-wide "consensus" on the key climate change issues with an exception to AL that included climate change in their manifesto for 2009 general election.
Civil bureaucrats
The civil bureaucrats were a consistent powerful actor over the entire period of formulation. This is not unusual in policy making processes as they bear the sole responsibility in the preparation of major policies (Aminuzzaman 2002) . During phase one and two, they assigned experts and approved their inputs for the BCCSAP. Such role was assumed by the cabinet ix , which is ultimate authority of approving a policy (ibid 2002), once AL came into power.
Bureaucrats within the government do not necessarily share common ideology and policy position; often reflect the ideology of ruling government. There was a change in the civil bureaucracy, especially in MoEF once AL came into power. The new bureaucrats played a visible role in the negotiations with donors on the governance and management of the MDTF. Bureaucrats were also divided over key policy issues that was reflected when Ministry of Finance signed a loan agreement with the WB while MoEF was clearly not favour of loan (NewAge July 2010).
Community of experts
The community of experts in the BCCSAP process was comprised of the country"s senior economists, engineers and environmentalists. The individuals in this actor group formed a community through their historic engagement in the technical issues of environment, water management and poverty. Although fairly small in number and based in the capital, most of them played important roles in past environment related policy and strategy making process. They have strong views about what to do, as well as sharp differences over some policy issues, such as whether infrastructural solutions are the best option for flood management
This actor group is closely linked to international institutions and share a common incentive structure. Almost all of them had strong desire to retain their position and leadership over climate change issues. Many of them saw a "window of opportunity" to engage themselves in this historic process as well as wanted to see their ideas reflected in the document. "All measures will be taken to protect Bangladesh -including planned migration abroad -from the adverse effects of climate change and global warming". "An integrated policy and plan will be formulated to protect the country from the adverse effects of global warming … Projects will be undertaken for river dredging, water conservation, flood control, prevention of river erosion and protection of forestry. Attempts will also be made for restoring and maintaining ecological balance. Initiatives will be taken to implement the Ganges barrage project to expand irrigation facilities, prevent salinity and to solve the problem of scarcity of sweet water in the Sundarban region".
Experts from different sectors, engaged by the government, play important role in the policy and planning process of Bangladesh. Partisan preference over selection of experts for policy making by different regime is an important feature in recent policy making effort in Bangladesh.
Campaigns
The third influential set of actors is the internationally connected campaign groups.
Political parties led major campaigns in the recent past to influence policy agenda and pursuing alternatives in Bangladesh. This trend has been alerted, arguably since 1990s, when NGOs and civil society (both externally funded and home grown) started to play an important role in influencing policy agenda. The NGOs led campaigns and advocacy initiatives emerged in the context of wider adoption of right based and governance approach adopted by major donors and international NGOs. On the other hand, a number of citizens based environmental campaigns, exception to NGO model, emerged as powerful actor in the general environmental issues, especially in the area of conservation. Bangladesh Poribesh Andolon (BAPA) and Poribesh Bachao Andolon (POBA) influenced public opinion and pursued conservation at the centre of policy discourse. Climate change was not the central agenda of the campaigns although activities BAPA organised number of events on climate change at the beginning of 2000. This space was later filled through emergence of two campaigns in the context of global climate justice movement, international climate negotiation and politics.
Two major groups that have played an influential role in the second and third phase of the BCCSAP process are the Equity and Justice Working Group xi (EquityBd), which is a coalition of national NGOs, and the Oxfam-led Campaign for Sustainable Rural Livelihood (CSRL). Networked with global climate justice campaigns xii , they mobilized significant public opinion around climate change issues by organizing national and international events involving influential politicians inside and outside the government in the UK and Bangladesh. With change of communication technology, both the campaigning traditions engaged Bangladeshi Diaspora in the Europe.
Bilateral and multilateral donors
The fourth group is the community of bilateral and multilateral donors. The donors have historically played a significant and noticeable role in injecting ideas in public policy (Aminuzzaman 2002) and increased significantly in the recent years (Quibria 2010 ) although flow and importance xiii of aid as a proportion of GDP continue to decline in recent years xiv (Duncan et al. 2002; Quibria 2010) . Among the multilateral lending agencies, the WB as the largest lender to Bangladesh has a significant influence over the policies in Bangladesh and promoted two decades of economic reforms (Sobhan 2002; Quibria 2010) . Among the bilateral agencies, DFID is the largest donor to Bangladesh, and provided financial assistance to GoB to formulate the BCCSAP xv (House of Commons International Development Committee 2010). DFID played the lead role in shaping and negotiating the role of MDTF (GoB and UK communiqué on Climate Change 2008).
Media
Bangladesh has a reasonably well developed and free media that played a significant role in shaping the public opinion and debate over climate change issues, especially in promoting the idea that MDTF to be managed by the government. Although the media did not assume an independent policy position themselves, they publicized the policy positions of the campaign groups. Surprisingly and unlike any other policy making process (Aminuzzaman 2002) , the role of national and international NGOs was less visible in the BCCSAP planning process than is usual for major policy and planning ventures in Bangladesh.
Vulnerable communities
The direct involvement of the most vulnerable people was largely absent involved in the process of BCCSAP formulation (Khaled 2008; New Age 2008) . Many of the key members of the drafting committee believed that the communities" views have been reflected in the BCCSAP as it took note of the learning from the NAPA which was written after consultation meetings were held in key regions. During the second phase, a group of invited NGOs and members from the civil society, academia, local and national government, and donors participated in three consultative meetings organized in Dhaka; but their role was limited in raising issues and commenting on the draft. 
What role did ideology play in shaping the positions of actors?
The study does not provide conclusions about the relative importance of ideology and material interests in shaping actors" policy positions and raising ideas and alternatives. But the presence of a number of ideologies is clearly visible in the BCCSAP as well as its building process.
The pluralists include part of the bureaucrats and expert community. They assume that the liberal planning process creates an environment for all interest groups in the society to influence the planning process. As a consequence, specific measures may not be necessary to involve the most vulnerable section of the community. As a result involvement of local NGOs was seen as a substitute for the direct involvement of the vulnerable people in the planning.
The modern climate justice is a descendent of the trade justice ideology and is the most influential ideology shared by individuals and institutional actors within governments, campaigns, media, some of the community of experts and donors. The key interpretation of the ideology is of Bangladesh"s right to new and additional resources from international sources to help tackle the causes and effects of climate change with those for adaptation in particular regarded as "compensation" for damages caused by emissions largely generated elsewhere. Visible at international nature of mobilisation and management of resources the ideology was less translated how resources to be distributed to various vulnerable groups in the country.
The left ideology, although less visible but influential in debates and discussions in BCCSAP process, has a historical root in opposing the role of international financial institutions in domestic policy making. Journalists in Bangladesh who raised issues on the BCCSAP process and content in the second phase are known as left-leaning. Bangladesh has a historical presence of strong left political parties until the fall of the Soviet Union. The socialist character of AL and the ruling coalition is shaped by the joining of influential leftists in AL as well as left parties in the coalition. Many experts interviewed by the research team believed that the coalition government"s opposition to the WB role in MDTF and refusal of loans for climate change until 2009 was a reflection of both the left and climate justice ideologies. Some of the biggest contemporary campaigns especially in relation to natural resources and energy are organised by left political parties and intellectuals.
The faith based ideology found especially within the Islamic and Christian traditions. Christian ethics have heavily underpinned notions of climate justice both international and in Bangladesh, particularly through the NGO movement and its advocacy. While Islamist ideology has been influential in translating major policy ideas such as education policy, land rights and women"s issues in Bangladesh, they played a very limited role in the BCCSAP process.
Market liberalists have been crucial in promoting the idea that a mix of grants and loans is an essential element to finance efforts to tackle climate change. This ideology is shared by the multi lateral development banks, a part of government bureaucrats and part of community of experts. These groups also believe that aid effectiveness as a global standard is the most important component of the management and governance of climate change grants.
The combination of the pluralist, market liberalist, climate justice and left ideologies had an influence in raising debates throughout the BCCSAP process. As an outcome, the climate justice ideology resulted in a prolonged campaign in Bangladesh and Europe. The influence of market liberals translated into GoB"s acceptance of the WB role in MDTF and signing of a concessional loan agreement between GoB and WB.
Part 5: Contested Ideas in the climate change planning
This section first presents a list of key ideas generated in the climate change planning process. Then it provides an analysis of how ideologies and shifting discourses coupled in producing contested ideas that shaped BCCSAP process.
i. CC planning is more effective if pursued within general development planning vs. special planning within climate change arena and MoEF. ii.
Specialists driven top down vs. a bottom-up process involving the most vulnerable communities. iii. Techno-managerial approach vs. programme for human capacity building. iv. The climate change fund as compensation vs. concessional loan. v.
Creation of special financing mechanism i.e. MDTF managed by the WB vs. Bangladesh"s control over the fund management.
Specialised vs. general development planning
The Planning Commission is the central planning body of Bangladesh responsible for macro and micro economic plans and policies i.e. National Five Year Plan and Annual Development Plans. According to the GoB"s Rules of Business, the ministries are responsible for the sectoral policy formulation, planning, evaluation and execution (Aminuzzaman 2002) . Unlike policy making, Bangladesh does not have any formal process for strategy development (Chowdhury 2003) .
Planning experts interviewed raised the question whether a faster and sustained mainstreaming of climate change into the country"s central planning process can be achieved if it was done through the national planning process and its institutions. The root of this question rests on the analysis that development can increase vulnerability thus both climatic and non climatic factors are to be included into the climate change planning for it to be effective (UNDP 2009). BCCSAP acknowledges mainstreaming as a means to address multi-sectoral nature of climate change problem. However, the ownership as prerequisite for mainstreaming has been weakened due to BCCSAP"s location within a sectoral ministry. For example, the Finance Ministry signed a loan agreement xvi with the WB under PPRC while BCCSAP stated against taking loans.
Interviewed experts concern about likelihood of creation of planning exceptionalism since the implementation of BCCSAP may not go through regular national planning appraisal, approval and financing process. For example, two different governance and management infrastructures have been created for appraisal, approval and monitoring of projects under the BCCSAP. The first is for projects which will be financed by the National Trust Fund, and managed by the Climate Change Unit in the MoEF. The second is for projects to be financed by the MDTF, and governed and managed by an evolving new system with the involvement of GoB, participating donors and the World Bank as administrators.
Top down vs. bottom up process
The BCCSAP by design is a specialist driven process and did not involve the most vulnerable communities affected by climate change (Raihan M 2010; Khaled 2009) . Moreover, the DFID funding for the development of BCCSAP did not include any activity and spend for involving these groups.
Many involved experts provided a number of explanations on why community involvement was nonexistent in the BCCSAP process. They all univocally said that they had limited time to produce such a massive document in six months to be launched in London in September 2008. An expert commented that "the document could have been much nuanced and effective had there been more time for consultation". A second reasoning is an assumption that there is a limit to climate change knowledge that experts are aware of which community consultation would not substantially alter the content that reflects the pluralist ideology of policy making. The third point was related to the justification that the community consultation was substituted by the inclusion of analysis and studies done during the NAPA preparation. The BCCSAP was finalized with three day-long workshops separately with government ministries, civil society members and donors respectively. Such process was heavily criticised by the campaign groups, media and politicians. For example the current Finance Minister stated that "the representation of the people who are vulnerable to climate change should be included in fund management and developing the climate change strategy paper" (The Daily Star, 2008) .
Techno-managerial vs. human capacity building
The country"s wealth of development knowledge especially in disaster, water and environment arena was transformed not only as evidence of climate change but also to narrate what should be done to adapt to its impacts. For example, the post Hyogo disaster analysis put social and political aspect of vulnerability at the centre of policy and practice of disaster risk reduction (Alam 2007) . Although engineering solutions to the disaster problem has always been controversial in Bangladesh, informed interviewees argued that the BCCSAP should have been built on the past lessons from infrastructural projects on disaster management especially from Flood Action Plan in 1990s (Lewis 2010 ).
The second debate was centred on the inclusion of mitigation in the BCCSAP. The donor community hailed the inclusion of low carbon development as a pillar in the BCCSAP which caused debate among the campaigning groups in Bangladesh. The UK Bangladesh communiqué declared in London states that UK is committed to Bangladesh to switch to a low carbon development path and reduce its dependence on ever more expensive fossil fuel. The New Age daily published an editorial urging that low carbon technology must not be obligatory which will necessarily thwart and impede the progress of the poor countries (NewAge 2008 b) . The ruling AL government later adopted two principles: (i) mitigation measures should be supported by finance and technology by the developed countries, (ii) this mitigation activities should not affect the country"s sustainable development growth. (Daily Star November 2009) . At the same time Bangladesh"s newspapers ran another story saying "the ERD is pursuing for loan based MDTF sponsored by the WB while the MoEF was opposing the division"s plan on the grounds that it contradicts Bangladesh"s stance with the LDCs and G77 in the global climate negotiations" (NewAge 2008c).
The climate change fund as compensation vs. concessional loan
Creation of special funding mechanism i.e. MDTF managed by the WB vs. Bangladesh's control over the fund management
The communiqué signed between the GoB and UK states that "the UK support will come with 2005 Paris declaration of aid effectiveness aligning it to government owned plan through a Bangladesh Multi Donor Trust Fund … and the UK will continue to work with GoB and other development partners to make MDTF operational". During the conference the then Finance Advisor made a comment that the WB may be given the responsibility to manage the fund which was opposed by the Special Assistant to the Chief Advisor of Environment (NewAge 2009).
Box 2: Dispute over MDTF Following are the major disputes over MDTF: a) GoB views that it has the capacity to manage the fund and wanted donors to transfer the fund directly to the government. The donors wanted WB to provide the administration of fiduciary part of the MDTF while government thought WB can only provide technical backstopping and skill transfer role. GoB stated it can ensure robust fiduciary risk oversight mechanism. GoB and campaign groups stated WB role in MDTF as an idea opposing the national ownership enshrined in the UNFCCC.
Civil society groups argued against WB management -High fees of consultants: Civil society groups, both in Bangladesh and the UK argued that WB hired international consultants that charged high fees. The costs of the WB management would amount to 10-15 % of the funds (which would be over 4 million GBP of the initial offer of 50 GBP). That amount of the fund would not trickle down to the most vulnerable people for which it was intended. b) GoB proposed to establish its independent governance and authority, and a three-tier governance structure, while the donors wanted to appoint the WB as an independent trustee to the fund. The WB wanted the MDTF to be governed by the terms of the legal agreement between the Bank and the donors.
c) The third dispute was about the sources of finance. The major concern was whether the bilateral fund pledges from the "Annex 1 countries" (UNFCCC) to the MDTF is new and additional to the existing ODA commitments or not. It was campaigned by the CSOs that the donor"s commitment to the MDTF is from their existing aid budget to Bangladesh, instead of being additional money, which is a breach of the financing commitment made under the UNFCCC.
The idea of WB"s involvement in the MDTF can be traced back to DFID"s assessment over the risk of transferring the responsibility of the financial trust fund directly to the government (House of Commons International Development Committee 2010). Direct Budget Support remains off limits for the EC, in view of continuing governance challenges and weak Public Finance Management (Global Climate Change Alliance). DFID told the study team that creating a new institution for managing the MDTF could have been time consuming and expensive. However, the idea of WB"s involvement as administrator created a significant campaign in Bangladesh and Europe, and a huge dispute between the government and sponsoring donors. The Minister of Environment pointed out at the Bangladesh Development Forum (BDF) meeting that "the fund would be administered by the government while ensuring robust fiduciary risk oversight mechanism satisfactory to the development partners". (GoB 2010) The three year long dispute resulted in a number of changes in the management and governance of the MDTF.
WB"s role in MDTF overshadowed the discussion on the content and process of BCCSAP during the second and third phases.
Part 6: Power configuration of Actors
An understanding of the power configuration between the actors helps finding an explanation on why contested ideas emerged and how they were acknowledged and considered in decision making process. Which idea, among all the contested ideas, will be taken notice of or acknowledged is a combination of the reflection of the ideological character of the ruling class and the accessibility of the contested actor to the ruling class.
The politicians, donors, community of experts and campaigns played influential roles although the degree of influence varies over the phases of planning. At the end of the study, the research team scored the relative influence of actors in different phases on a scale of 10 (Box 3) to give the reader a graphical interpretation of power configuration between the actors. This analysis may not reflect a general policy making process in Bangladesh as it shows negligible power of the politicians in phase one and two which resulted due to the state of emergency during the tenure of the caretaker government. The politicians later became the most influential player in phase three. The government officials also had a consistent influence in varying political context through their executive authorities. The donors consistently remained as powerful actors in all phases. The chart also indicates that the vulnerable people remained as the least influential player in all three phases.
The influence of campaigns at any point of time was conditioned by significance of the issue raised by campaigns within the national policy context, and whether the policy position of the campaigns are aligned with the position of the ruling government. This coupling of policy positioning was random in case of the BCCSAP. For example the idea of WB role and "no loan" promoted by the campaigns received the attention of the decision makers within the ruling government. This occurred because there were influential individuals within the government who shared similar ideologies. The leadership, institutional capacity and access to resources are important determinants to explain why some campaigns in recent years became influential, and why the traditional environmental campaign in Bangladesh failed to generate ideas and maintain their relevance in the climate change debate and discussion.
The community of experts as a group is an influential player in all the phases. Even though each individual in this actor group have tested knowledge on climate change, and national and international profiles, how each individual gained and exercised their power follows no specific pattern. Partisan preference often determines who among the policy elites would be powerful and who will be included within the policy circle.
Unlike the western policy making process xix (and some non-western countries like India xx ), the absence of various interest groups is the key characteristic of the BCCSAP process. Many key individuals believe that the systematic inclusion of local NGOs from different parts of the country substituted for the direct involvement of the vulnerable people or their organized and unorganized groups.
Part 7: Further Reflections
Bangladesh"s experience demonstrates a number of key lessons in the political economy of climate change planning. Understanding these patterns has important implications on the future climate change planning and their implementation in Bangladesh and other vulnerable countries.
The first lesson is related to the planning approach that can foster and sustain the mainstreaming of climate change into the central development planning. There is always a risk of creating special planning and implementation process referred as planning exceptionalism parallel to existing planning and approval process. A number of challenges emerged from Bangladesh Case Study.
The first of the key challenges remains with the application of aid effectiveness by the donor countries. Donors often adopt short-term approaches to achieve aid effectiveness by creating alternative mechanisms of planning and implementation risking sustainable mainstreaming of climate change with the overall development planning and implementation. The second challenge is domestic in which specialization of climate change arena merits further reflection. The key question to be asked is whether climate change should remain in a specialized sphere led by technical experts or opened up to include actors from all different sectors, population groups and settlements.
The second lesson is related to a wider question of how a society should solve a transnational problem of a significant nature considering the unequal power relations between various actors in which planning and implementation takes place. While there has been a shift from state monopoly over the planning towards a participatory approach, the assumption of equal power of various actors and interest groups continue to persist among the policy elites in Bangladesh. As a result, NGO participation is often assumed to be a substitute for the involvement of vulnerable communities. Specific measures to empower the vulnerable people are a precondition of equitable policy making process and a just outcome.
The third lesson is related to application of climate justice idea and ideology. BCCSAP did not adopt a justice-based framework how various groups of vulnerable people would be benefited from the climate change planning, which the study team believes an unimplemented priority for Bangladesh. To address this shortcoming, study team recommends immediate development of a framework that must outline how resources would benefit not only existing various vulnerable groups but also the people who have already been affected by climate change.
The fourth batch of lessons is related to the design of policy, plans and programmes to tackle climate change. Experts often pursue solutions ignoring the past lessons especially in relation to upscale of existing interventions. Clearly inadequate time for building a long term strategy was a challenge for the actors involved in the BCCSAP. The lack of domestic politics in climate change and limited involvement of parliament resulted in limited debate and accountability of the planning process. Whether Bangladesh should take loans for climate change should have been debated in the parliament. The challenges that need to be addressed are the following:
A political ownership of all parties is a necessary precondition to protect the country from climate change impact. Government should provide leadership to create such a precondition. Parliament"s role should be made mandatory to formulating vital policy and plans.
Institutional ownership on the planning process is also a precondition for mainstreaming BCCSAP into the national sectoral and planning process. The role of inter-ministerial body is vital for understanding of barriers for mainstreaming and creating enabling environment for promoting ownership over change processes required for climate resilient development. Local government must play a vital role in implementing climate resilient development, which is an overlooked area of the BCCSAP that needs to be considered. The mega infrastructural projects included in the BCCSAP should be critically examined in light of past lessons especially Flood Action Plan (FAP) and Coastal Environmental Project (CEP) of 1960s and future trends before they are implemented.
GoB should establish a robust accountability mechanism that has ownership and trust of all actors for the utilisation both national and international resources.
The final lesson is the reflection on the methodology of the study. The political economic approach no doubt is well suited to understanding the dynamics and complexity of the climate change processes. The research team encountered a number of challenges that are more related to the nature of the issue that is unfolding quickly. The first challenge was to distinguish between facts and popular perceptions especially when too little formal documentation is available. As a result, final analysis at that stage is merely based on an understanding on the trends and events. Therefore caution should be taken to take the findings as firm conclusions. Further studies and dialogue are needed in two areas: first, is the role and influence of business and corporate in the planning; and second, is the influence of inclusion of specific programmes in the BCCSAP. x At least two of the key members of BCCSAP formulation in phase two and three had strong differences in view about the effectiveness of infrastructural solution to disaster problem in Bangladesh. xi www.equitybd.org xii Including through Christian Aid, World Development Movement, Friends of the Earth, Jubilee Debt Campaign. xiii Quibria 2010 views that although annual flow of aid has ranged from USD 1 billion to USD 1.5 billion its importance has declined due to increase in foreign exports and inward workers remittance. For example 1970 to early 1990s the aid was about 6 per cent of GDP while it stood to 2 per cent in 2005. xiv Aid flows constitute less than 2% of GDP, less than one-half of the annual development budget, and less than 20% of total GoB expenditure. The comparable figures for the early 1990s were around 10%, 100% and 50% respectively (source: B.Sundstrom, DFID). Thus, today aid disbursements are around 60% of remittances to Bangladesh by our overseas migrant workers (Sobhan 2002) . xv DFID"s programme there in the current financial year is £125 million and will rise to £150 million in 2010-11, making the UK the largest bilateral donor. xvi World Bank approved a 110 million PPCR project on November 10 2010. In the presence of WB and DFID, ERD on behalf of the GoB signed the agreement in which USD 50 million is grant while USD 60 million is concessional loan. xvii GoB and the national and international civil society expressed such frustration reported in national and international newspapers. Prime Minister of Bangladesh also expressed such concern in many occasion including GCC meeting in Dhaka. xviii Till 2007, Bangladesh only received two hundred fifty million USD through GEF for implementing the NAPA. xix Kingdon shows the presence and influence of interest groups in American policy making process in his book Agendas, Alternatives and Public Policies xx The Dalit lobby always has an influence over the policy and planning process as described in a report exploring political economy of agricultural reform in India.
